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s I visit U.S. military person-

nel around the world, I feel a

profound sense of gratitude

for the extraordinary per-
formance of our troops. Their hard work,
perseverance, and courage—in the midst
of difficult hardships—will ensure success
in the war on terror. Today, our Service
members seek to enhance the security of
the people of Afghanistan and Iraq and to
facilitate a path toward economic develop-
ment and democratic reform. These efforts
are of preeminent importance to the Nation
and the world.

While operations in the U.S. Central
Command area of responsibility are of great
significance, we must remain vigilant of our
key interests elsewhere on the globe. Latin
America, for instance, has perhaps receded

ndupress.ndu.edu

in the national consciousness in the wake of
the 9/11 attacks, even though the region has
grown steadily in its economic importance.
This issue of Joint Force Quarterly exam-
ines topics of importance to the Western
Hemisphere, providing an opportunity to
assess our relations with Latin America. The
issue also addresses Department of Defense
(DOD) transformation.

In the early 1990s, Latin America was
filled with optimism following the region’s
near—total return to democratic rule. Cuba
remained as the lone totalitarian holdout. The
Cold War that fueled and intensified many
internal conflicts in the region was over. Insur-
gents in only Colombia and Peru refused to lay
down their arms.

Optimism toward the future was in
some instances short-lived; a number of

The Chairman and Secretary of
Defense meeting with Guatemalan
Minister of Defense at the Pentagon

Fleet Combat Camera Group, Pacific (Chad J. McNeeley)

governments fell short of fulfilling the
expectations of their citizens. With this
backdrop, dissatisfied voters throughout
much of the region have progressively
turned to leaders from the left of the politi-
cal spectrum.

Despite changes in government, many
nations in the Western Hemisphere, such as
Brazil, Chile, and Uruguay, have sustained
recent gains resulting from democratiza-
tion and market economic reforms. Not-
withstanding areas of disagreement, these
and other countries in the region have
continued their longstanding cooperation
with the United States. As Secretary of State
Condoleezza Rice has indicated, the United
States now enjoys good relations with gov-
ernments across the political spectrum in
Latin America.

issue 42, 37 quarter 2006 | JFQ 1



Marine Corps (Michael J. O'Brien)

Security Issues

The Nation continues to have a robust
security partnership with many countries
in the U.S. Southern Command area of
responsibility. El Salvador has been an exem-
plary member of the coalition in Irag, and
its soldiers have served with distinction and
courage. The United States is steadfast in its
support of the government and people of
Colombia, as the South American nation con-
tinues a heroic struggle to defeat narco-terror-
ists and to establish the rule of law throughout
its territory.

An area of great interest to all the Ameri-
cas in regard to regional security cooperation
is Haiti. Under Brazilian leadership, Argentina,
Bolivia, Chile, Ecuador, Guatemala, Paraguay,
Peru, Uruguay, and other nations in the
hemisphere have military forces serving with
the United Nations Stabilization Mission in
Haiti. Their historic efforts, combined with the
contributions of other international partners,
played a key role in the successful Haitian
presidential elections in February.

Economic Development

The United States has sought to cooper-
ate with partners in Latin America on the
economic front as well. The World Bank
states that Latin America has led the way in
the global trend to reduce protectionism. The
U.S. Census Bureau indicates that last year
the United States exported over $72 billion
to the region (not including Mexico), up 21.7
percent in the last 5 years. Many countries in
the region are experiencing strong economic
growth, while others continue to face difficult

2  JFQ / issue 42, 37 quarter 2006
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challenges on the path toward development
and prosperity.

The United States continues to
champion free trade as the best way to
usher in economic expansion. The Central
America Free Trade Agreement-Dominican
Republic, signed August 5, 2004, created
the second largest free trade zone in Latin
America. Moreover, in the last several
months, the United States successfully con-
cluded bilateral free trade negotiations with
Colombia and Peru. The agreements come
on the heels of a similar bilateral arrange-
ment with Chile in 2003. Colombia is
already a major market for U.S. agricultural
goods, and efforts are under way to con-
clude a free trade agreement with Ecuador.

1%t Combat Camera Squadron (Cherie A. Thurlby)

Uruguay has expressed an interest in explor-
ing trade negotiations as well.

In November 2005, President George W.
Bush joined 33 other democratically elected
leaders of the Western Hemisphere at the Fourth
Summit of the Americas held in Argentina. The
President called on other heads of state to join
him in developing “Opportunity Zones” to gen-
erate jobs and pro-business attitudes in key areas
of the hemisphere. The President also made
available funds to launch the “Infrastructure
Facility of the Americas” initiative to promote
private infrastructure investment.

Political Dynamics

In contrast to the broad partnership we
enjoy with many government leaders in Latin
America, President Hugo Chavez in Venezuela
has openly expressed hostility to U.S. influence
in the region. President Chavez has developed
close ties with Fidel Castro and has made
overtures to Iran. His stated ideological affinity
with narco-terrorists in neighboring Colombia
has also been a source of concern.

A recent Department of State report
indicates that, under President Chavez,
Venezuela has experienced “politicization of
the judiciary, restrictions on the media, and
harassment of the political opposition” The
report concludes that “civil society and inde-
pendent media are under siege, fundamental
freedoms of expression, association, and
assembly are undermined” These develop-
ments, combined with Venezuela’s arms build-
up and organization of civilian militias, place
Venezuela out of step with Latin America’s
march toward the maturation of democratic

U's: Amas'ador to Brazil briefs Secretary of
Defense on Amazon Surveillance System used to

monitor environmental problems and drug trafficking

_—
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institutions, economic development,
and hemispheric cooperation.

The future of U.S. relations with
the recently elected government of
President Evo Morales in Bolivia is the
source of much speculation, both in
the international press and in foreign
policy circles. President Morales
attained prominence in Bolivia by
advocating the interests of coca farmers
and indigenous communities. As Secre-
tary Rice has stated, our relations with
Bolivia will develop as a result of the
policies of the new Bolivian government.
Clearly, our hope and desire are to continue
the longstanding friendship and cooperation

between the United States and Bolivia.

The success of democratic rule, eco-
nomic development, and the avoidance of
armed conflict will continue to be high priori-
ties for the United States in the region. We
must work with partners in Latin America to
deny sanctuary to terrorists, narcotraffickers,
and other criminal elements. These worthy
goals require an effective interagency effort to
leverage all instruments of national power.

105" Fighter Wing (Sel®Y ail)

Transformation

Advancing a mindset that embraces
interagency integration is a cornerstone of DOD
transformation. Twenty years ago, serious insti-
tutional obstacles kept the Armed Forces from
operating as a synchronized joint team. Today,
in large measure due to the Goldwater-Nichols
DOD Reorganization Act of 1986, America’s
military is truly a joint force, interoperable and
moving toward interdependence. The post-9/11
world requires that we now find ways to forge a
dynamic interagency team.

As the threats to our national inter-
est evolve, so must the capabilities of the
Armed Forces. The transformation process
will ensure that we are ready to meet
tomorrow’s challenges.

Indeed, transformation involves more
than just acquiring advanced technology.

It will require that we rethink doctrine and
operational concepts; adapt professional
education and training; restructure organiza-
tions and business practices; improve per-
sonnel policies; and reform acquisition and
budgeting processes.

Interagency collaboration is a theme
throughout our National Security Strategy,
Quadrennial Defense Review, National
Defense Strategy, National Military Strategy,
Joint Strategic Capabilities Plan, Security
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Cooperation Guidance, and Unified
Command Plan. While there is broad rec-
ognition of the importance of forging a true
interagency partnership, we must continue the
difficult work of making it a reality.

The creation of the National Counter-
terrorism Center is a tremendous step forward
in interagency collaboration for the war of
terror, and DOD is a strong supporter of this
newly formed center. We can and must do
more to enhance interagency effectiveness.

Success in the war on terror is
beyond attainment by military and law
enforcement means alone. We must work
with other countries to address condi-
tions that allow terrorist ideology to take
hold. Hope is the most potent antidote for
the hate, intolerance, and cruelty of our

enemy. By championing the core values of
our great republic, we can help bring the
light of hope to the darkest corners of the
world. Today, the brave men and women
of the Armed Forces, combined with our
interagency and international partners, are
doing just that.

I am both honored and humbled to serve
as Chairman during this challenging period in
the Nation’s history. Among the close-knit U.S.
military communities around the world, these
are times of sacrifice, difficult separations,
and painful loss. But there can be no question
that we will prevail and that a better future lies
within our grasp. We have every reason to be
proud of the service and accomplishments of
the U.S. military. JFQ
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Captions from above (left to right)

Airman briefing liaison officers from Argentina,
Colombia, Ecuador, and Uruguay on the F-15 at
Jacksonville, Florida

The Chairman talking to Pakistani general while
visiting Muzaffarabad Airport in Pakistan

U.S. Army MP talking with UN security forces
at Camp Unity in Gonaives, Haiti, Exercise
New Horizons

USS Devastator passes through the Miraflores

Locks on the Pacific side of the Panama Canal,
Exercise Panamax 05

NOTE

! See U.S. Department of State, Bureau of

PETER PACE Democracy, Human Rights, and Labor, Country
General, United States Marine Corps Reports on Human Rights Practices 2005, “Ven-
Chairman, ezuela,” available at <www.state.gov/g/drl/rls/
Joint Chiefs of Staff hrrpt/2005/61745.htm>.
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orporal Samuel Toloza
stood surrounded by
armed, fanatic Iraqi
militants. Sam was one

of only 4 men from his battalion still
standing; a friend lay dead at his
feet, and 12 others were wounded.

Ammunition spent, no relief inbound,
Sam saw Mugqtada al-Sadr’s gunmen—modern headhunters shoot-
ing without regard for the innocents they purposely thrust into the
melee—closing in.

In that moment of truth, Corporal Toloza was a man of action:
He flipped open his knife and rushed a cluster of 10 Iraqi gunmen,
killing at least 1 and forcing the others to flee. Later, Sam said, “I
thought, “This is the end’ But, at the
same time, I asked the Lord to protect

and save me. . . . My immediate reac-
tion was that I had to defend my friend,
and the only thing I had in my hands
was a knife” Corporal Toloza’s actions
were widely reported, and he became
a national hero. Secretary Rumsfeld
pinned medals on the corporal and his
comrades in a special ceremony, thank-
ing them on behalf of the U.S. Armed
Forces and all Americans.

When I first heard about the
corporal’s heroism, like most of us who
have fought and grappled, who have
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been both targets and shooters, I saw
the battle through his eyes. This was an all-American, apple-pie, war
hero story. Yet in this case, Sam was not a stereotypical high school
football star who went home to Kansas with a shiny medal and a duffle
bag of dirty clothes. Corporal Toloza was from the Cuscatlan Battalion,
part of the Salvadoran mission to Iraq, an important part of the inter-
national coalition often overlooked by the press. His friend who died
by gunshot was Private Natividad Mendez, also from El Salvador.
Toloza’s story demonstrates that individual acts of honor and
integrity can have strategic effects. With Salvadoran spirit and years of
American training and support, a corporal’s bravery became a symbol

of national pride and metaphor for a strategic alliance between nations.

This is a far cry from the obsolete perception of the embattled Cold
War El Salvador of two decades ago. Corporal Toloza’s tale shows how
professionalism and pride, loyalty and integrity, are desirable personal
as well as national character traits. Americas allies, after years of joint
training, exercises, and military education, make sacrifices and are
heroes, virtually indistinguishable from their U.S. counterparts.

This issue of Joint Force Quarterly brings the focus on military
and security issues back from Southwest Asia, with research essays by
authors who examine security challenges and opportunities closer to
home. The Forum spotlight lands on U.S. Southern Command and
the nations south of America’s border, which are so important to its
defense and prosperity.
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From the Editor

Also closer to home and affecting future American military
and U.S. policy abroad is the Department of Defense’s Office of Force
Transformation, which JFQ examines in a Special Feature. Since the
passing of Admiral Arthur Cebrowski—Director of the DOD Office
of Force Transformation, network-centric warfare advocate, and
military transformation evangelist—some inside the Beltway have
questioned the focus of military transformation. JFQ raised this ques-
tion in an interview with the office’s acting director, Terry Pudas, who
offers insight into the current vision of transformation. In this feature,
readers also will find unusual articles examining some current “trans-
formational” programs.

JFQ is pleased to offer a greater number of articles than usual
in this issue, adding a better mix of tight analyses to the traditional
in-depth examinations of security issues. We do this while improv-

ing upon the high-quality writing

CPL Toloza displays knife used to fight™ and exceptional artistic presentation
Iraqi gunmen after his unit ran out of

that long-time readers have come to
ammunition

-

expect. I particularly recommend
a feature article by Colonel Mike
Isherwood, USAF, recounting lessons

from Operation Enduring Freedom
that apply across the full spectrum of
conflict. Colonel Isherwood delivered
his article from Baghram, Afghanistan,
just as this issue went to press. In the
Commentary section, General Carlos
Alberto Ospina, Chief of the Military
Forces of Colombia, provides another
unique international story with
insights on an ally’s complex security
challenges. Also tied by a common thread of hemispheric alliances is
our Interagency Dialogue, which includes an exclusive interview with
Ambassador Carlos Pascual, who until recently was the State Depart-
ment Coordinator, Office of Reconstruction and Stabilization.
Although the journal reflects the priorities of the Chairman
of the Joint Chiefs of Staff, I assure you that you are not reading a
company magazine. Joint Force Quarterly is a professional military and
security studies journal, a vehicle for information-sharing and vigor-
ous debate on the Nation’s most important domestic and international
security and policy issues. To promote this debate, we welcome your
feedback. Please tell us what you find useful. Better yet, send us a well-
written policy analysis or strategic research essay. New readers will find
that JFQ is a unique print and online publication that promotes com-
munication and information-sharing among a network of colleagues
that crosses Service, agency, and international stovepipes. No similar
journal exists, and we hope you find JFQ stimulating, timely, and pro-
vocative. We look forward to serving you. JFQ

Colonel Merrick E. Krause, USAF
Director, National Defense University Press
Editor, Joint Force Quarterly
Krausem@ndu.edu
JEQl@ndu.edu
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JFQ Dialogue

Open Letter to JFQ Readers

Joint Force Quarterly receives and greatly benefits from a large volume of unsolicited manu-
scripts on a broad range of national security topics. Moreover, authors submit relevant articles to
the journal well in advance of these topics’ debut or recognition by the wider defense community.
Even when manuscripts focus on technical or specialized aspects of security research, JFQ can
usually find a way to incorporate the work and sometimes refers an author’s study to outside
institutes and centers, such as the Center for Technology and National Security Policy. The editors
not only desire that authors and research groups continue submitting the array of articles and
thoughtful critiques unfettered but also would like to solicit manuscripts on specific subject areas
in concert with future thematic focus.

The following are areas of interest to which JFQ expects to return frequently, with no sub-
mission deadline:

« adaptive planning and execution

« coalition operations

« employing the economic instrument of power

« future of naval power

« humanitarian assistance and disaster relief

« industry collaboration for national security

« integrated operations subsets (new partners, interoperability, and transformational approaches)
« joint air and space power

o just war theory

 maneuver warfare

« proliferation and weapons of mass destruction

« prosecuting the war on terror within sovereign countries
« military and diplomatic history

The following topics are tied to submission deadlines for specific upcoming issues:
September 1, 2006 (Issue 44, 1% quarter 2007):

Lessons from the War on Terror (the “Long War”)
U.S. Joint Forces Command

March 1, 2007 (Issue 46, 3¢ quarter 2007):
Intelligence and Technology
U.S. Strategic Command

December 1, 2006 (Issue 45, 2¢ quarter 2007):
U.S. European Command

(including security issues in Africa)
International Relations and Coalition Operations

June 1, 2007 (Issue 47, 4™ quarter 2007):
U.S. Pacific Command
U.S. Transportation Command

JFQ readers are commonly subject matter experts who can take an issue or debate to the
next level of application or utility. Quality manuscripts harbor the potential to save money and
lives. When framing your argument, please focus on the So what? question. That is, how does
your research, experience, or critical analysis improve the understanding or performance of the
reader? Speak to implications from the operational to strategic level of influence and tailor the
message for an interagency readership without using acronyms or jargon. Also, write prose, not
terse bullets. Even the most prosaic doctrinal debate can be interesting if presented with care! Visit
ndupress.ndu.edu to view our NDU Press Submission Guidelines. Share your professional insights
and improve national security.

Colonel David H. Gurney, USMC (Ret.)

Managing Editor, Joint Force Quarterly
Gurneyd@ndu.edu
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Letters to the Editor

To the Editor—Professor Milan Vego's
article, “Effects-Based Operations: A Critique,”
unleashed a scathing attack on effects-based
operations (Issue 41, 2¢ quarter 2006). Profes-
sor Vego is both a colleague of mine at the

U.S. Naval War College and one of the greatest
living experts on operational art; many of his
criticisms do expose critical weaknesses in
effects-based operations (EBO) as it is cur-
rently conceived, and we should do well to take
them seriously. At the same time, his article
significantly misrepresents several key aspects
of EBO—particularly in asserting its incompat-
ibility with operational art and the enduring
principles of war.

Granted, some EBO advocates—in their
enthusiasm for the more accurate modeling of
complex phenomena that a systems approach
enables—seem to disregard the centuries of
accumulated knowledge of how battlefield
systems (under any other name) actually
operate. Dr. Vego's critique astutely skewers
a few more egregious examples that seem to
violate enduring truths learned from countless
battles throughout the ages.

On the other hand, what EBO proposes—
analyzing skillfully the interdependencies
underlying an opponent’s military power and
dismantling the sources of that power by elimi-
nating critical strengths and exploiting critical
vulnerabilities—also has been at the heart of
warfare for centuries. In fact, this description
sounds surprisingly similar to good operational
art. This is a critical point: As Ralph Peters
(another outspoken EBO critic) notes, the con-
cepts and theories underlying EBO are not new.
Yet history shows that they are not always the
abject failures that Peters depicts; the difference
is their application in accordance with—rather
than in ignorance or defiance of—the enduring
principles of war and precepts of operational
art. What EBO adds is guidance for applying
these concepts to facilitate military victory by
incorporating critical supporting nonmilitary
system components into our concept of the
operational environment.

We must resist the urge to condemn EBO
for its current roughness or for the occasionally
conflicting visions among its proponents. No
successful combat doctrine has ever emerged
coherent and flawless from the outset: “first
drafts” tend to be “80 percent solutions” (con-
sider German armored doctrine in the interwar
years) that appear ill defined and improbable
to the masters of the old ways. Only after a few
iterations of executing operations, analyzing
the results, and adjusting as necessary do they
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emerge as the blitzkrieg of World War II (much
less the AirLand Battle doctrine of the 1980s).
The rise of carrier warfare from its early days as
“heresy” among the “battleship admirals” offers
another powerful example of this evolution.

The added emphasis EBO gives to ensur-
ing that results (effects) produce the desired
impact—facilitating accomplishment of the des-
ignated objective at each level of war—poten-
tially offers another crucial benefit. As Professor
Vego notes, nothing in traditional operational
art prevents an emphasis on results. In the heat
of battle, however, leaders too often lose sight of
this and assume that accomplishment of their
assigned objectives (perhaps up to and includ-
ing the strategic level) has in fact attained the
goals for which higher authorities set them out.
Provided that EBO does not become an excuse
(as Professor Vego aptly cautions) for abandon-
ing the rigorous pursuit and application of
operational art, this explicit focus on effects may
provide an additional safeguard against the very
fog and friction about which he is concerned.

Professor Vegos critique also takes serious
issue with the achievability of the kind of
metrics foreseen in the effects-based assessment
process; this is an area of particular interest in
my research as well. My work, however, has con-
cluded that while validly and usefully assessing
some types of effects is going to be exceptionally
difficult, this is different from saying it is impos-
sible. We have a long history of overcoming
such difficulties, and I have explored some pos-
sible ways forward elsewhere. One could even
say that operational art itself—and the themes
and principles taught in the U.S. Naval War
College’s Strategy and Policy course and others
like it—is just such a means for coping with the
uncertainty of war, recognizing that our busi-
ness will never be reduced to the predictability
of science yet that we can and must use our
growing scientific acumen to provide insights
and processes through which the operational
artist’s judgment is applied.

EBO has value if and only if it is applied
in accordance with war’s fundamental nature
and the precepts of operational art (to include
recognizing that if we are at war, that will always
involve killing people and breaking things).
Moreover, it will take time and effort, and a
generous dose of experience, before a valid and
unambiguous EBO doctrine sits on our shelf.
The staunchest opponents of effects-based
thinking would have us throw the baby (EBO)
out with the bathwater just as we are starting to
get it clean. Some of its more wild-eyed advo-
cates would have us throw out the washbasin

(operational art and the principles of war)
instead. Both extremes are folly. I urge the great
minds on both sides to suspend their disbelief
and focus on ensuring that our evolving effects-
based doctrine incorporates and builds upon
sound operational art as its foundation—and
that operational art does not become an excuse
for ceasing to adapt.

—James B. Ellsworth, PhD
Professor, U.S. Naval War College

To The Editor—Christopher L. Naler’s
article, “Are We Ready for an Interagency Com-
batant Command?” (Issue 41, 2¢ Quarter 2006),
was interesting not only for the accuracy of the
analysis that correctly identifies a problem but
also for the proposed solution. This solution,
unfortunately, is on the wrong track.

As Colonel Naler points out, the condi-
tions of the current environment cry out for
a qualitatively higher degree of interagency
coordination, if not integration. The tradi-
tional elements of national power—diplo-
matic, information, military, and economic
(DIME)—need to be more effectively fused
and managed. Even though this observation
has become conventional wisdom, it remains
pertinent given that implementation of a
solution has not matched understanding of
the challenge.

But the author’s proposal to solve the
problem by turning it over to a military orga-
nization—a combatant command—merely
exacerbates the problem itself. The military
tool is only one of the instruments of national
power—and, in many respects, the most
limited, except in terms of resources. Money
and manpower are not solutions but applica-
tions. Why should we, then, consider handing
overall direction of the whole governmental
enterprise to the most limited of the players?
Should we not instead follow the logic of opera-
tional integration of DIME and more sensibly
place it in the hands of civilian managers with a
broader perspective and a political mandate?

A review of the history of how we got to
where we are organizationally in the foreign
affairs and security arenas helps to understand
the problem. The collapse of the Soviet Union
ushered in a new and challenging national
security and foreign policy environment. Even
though some traditional concerns remain, such
as the spread of weapons of mass destruction,
they compete for attention with a growing list
of transnational and nontraditional concerns,
such as terrorism.
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The U.S. Government, organizationally
and bureaucratically, remains organized to
fight the Cold War. In the 1980s, however,
one significant change was made in the
military component of the national security
structure. The Goldwater-Nichols DOD
Reorganization Act of 1986 rationalized the
military command structure by concentrating
operational authority in the regional combat-
ant commands and providing a direct chain
of command relationship with the President.
This reform has proved to be remarkably
effective with respect to military operations.
But the ongoing situation in Iraq should
make it abundantly clear that the military
instrument has serious limitations in dealing
with situations only partially military in
character. This is not a criticism, merely an

observation about the inherent limitations of
any instrumentality.

All of the studies of 9/11 make it clear
that lack of effective coordination continues to
be prevalent throughout the U.S. Government.
Unity of effort is crucial for successful inter-
agency operations, just as jointness is crucial
for successful military operations. But unity
of effort and jointness are not the same thing.
What may work organizationally in the com-
paratively restricted area of military operations
still pales as a recommendation when compared
with the complexity of considerations faced by
the total Government.

Piecemeal reform is less attractive and,
truthfully, not always productive. Nevertheless,
a reform in the operational area involving the
combatant commands might be worthwhile

considering, as Colonel Naler suggests, but not
by attempting to cram the whole Government
into a uniform. Instead, perhaps, we should
consider whether they should remain purely
military commands at all.

Yes, let us integrate the instruments of
national power, but let us do so under the
direction of appropriate leadership, which
logically must be civilian in character and
political in authority.

—Ambassador Edward Marks
Former Department of State Representative
USPACOM/JIACG

—William J. Olson, PhD
Professor, Near East and South Asia Center
National Defense University

" New Titles
iy

from NDU Press...

Institute for National Strategic Studies Occasional Paper 3

Toward a Euro-Atlantic Strategy for the Black Sea Region

The Black Sea region is increasing in importance as an energy supply conduit and a barrier
against transnational threats. However, as Eugene Rumer and Jeffrey Simon point out, some littoral
state agendas conflict with NATO member interests. The authors argue that the Alliance could engage
these states by identifying common security concerns and ideas for cooperative activities, including

better integration of Partnership for Peace and European Union programs.

Toward a Euro-Atlantic
Strategy for the

Black Sea Region

Defining “Weapons
ol Mass Destruction™

Institute for National Strategic Studies Occasional Paper 4
China Goes Global

Phillip C. Saunders notes that economic imperatives
and strategic challenges are driving China to expand its
international activities into different regions of the world.
His study examines the rationale, drivers, and extent of
this phenomenon, and assesses the implications for the
United States.

Center for the Study of Weapons of Mass Destruction
Occasional Paper 4
Defining “Weapons of Mass Destruction”

In this extensively researched study, W. Seth Carus
summarizes how the term weapons of mass destruction has
been used differently in disarmament talks, U.S. security
policy, Soviet and Russian military doctrine, and Ameri-
can political discourse. He assesses the key policy issues
associated with alternative definitions, and proposes a
definition appropriate for the Department of Defense.

Institute for National Strategic Studies CD-ROM
China/Northeast Asia Collection

Collected on this CD are 28 complete NDU Press
publications—many out of print—on China and other
key countries in the Northeast Asia region. For example,
it includes Chinese Views of Future Warfare, Beijing’s
21*-Century Search for Oil, Korea on the Brink, and Japan'’s
Constitution and Defense Policy.

Strategic Forum 219
Restructuring Special Operations Forces for
Emerging Threats

David Tucker and Christopher J. Lamb make a case
for restructuring U.S. special operations forces to improve
their strategic capability to defeat current and emerging
global threats.

Visit the NDU Press Web site at ndupress.ndu.edu for more information on publications
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Strategic Studies Notes

The Warrior Prepa

ration Center

Training Transformation Defined

he airpower training exercise
Red Flag at Nellis Air Force
Base, Nevada, enabled genera-
tions of Airmen to be battle
tested prior to combat. While stationed
with U.S. Air Forces in Europe (USAFE),
Colonel Richard “Moody” Suter, USAF,
the key officer responsible for founding
Red Flag, established the Warrior Prepa-
ration Center (WPC) at Einsiedlerhof
Air Station, Germany. The center, which
began in 1983 as a computer simulation
center, focused initially on air defense
and electronic warfare. A year later, the
Army joined the simulation effort based
on shared concerns over air defense and
other joint issues, with the Navy following
by assigning personnel from 1996 to 2005.
Today, the WPC is a joint Service wargam-
ing facility led by the U.S. Army Europe
(USAREUR) Commanding General and
the USAFE Commander and tasked to
provide realistic environments for senior
commanders to train their battlestaffs
using computer-assisted simulations for
joint forces, multinational headquarters,
and Service components.

Presaging the Goldwater-Nichols
Department of Defense Reorganization Act of
1986, the WPC established a joint organization
by 1984. The center has operated continuously
since then under memoranda of agreement
signed by USAFE and USAREUR leaders.
This relationship has allowed the center to
capitalize more effectively and efficiently
on joint training synergy at the operational
level by being able to manage resources to
the benefit of the U.S. European Command
(USEUCOM), North Atlantic Treaty Orga-
nization (NATO), coalition partners, and
USAFE and USAREUR.

The WPC has been recognized as a
leader in technical and operational innova-
tion since its inception. In the early 1980s,
its pioneers used the research, evaluation,
and systems analysis model the Navy formed
in 1982 to develop air warfare simulation
(AWSIM) for training Air Force and NATO
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senior commanders and their battlestaffs in
the execution of wartime general defense plans
that emphasized joint and conventional opera-
tions. By 1988, AWSIM was implemented as

a training and education model by the WPC.
Today, it is the core model of the Air and
Space Constructive Environment Suite used
worldwide to train senior battle command-
ers and their staffs within the Air Force and
across the Department of Defense (DOD). It
provides the opportunity to train for joint and
combined prosecution of war using interactive
computer simulations that replicate a realistic
battlespace, incorporating various audiences
through worldwide distribution. In 1989,

the WPC pioneered distributed wargaming

in the first NATO-wide computer-assisted
exercise for Allied Command Europe. Global
distributed wargaming became a reality in
1992, when the WPC began a partnership with
the Korean Battle Simulations Center to assist
in conducting the annual exercise Ulchi Focus
Lens for the Korean theater.

Between 1992 and 1999, the center
made a rapid switch from facilitating Cold
War needs to exercises that prepared joint
task force (JTF) commanders, joint force air
component commanders (JFACCs), and their
staffs for missions ranging from contingency
to humanitarian operations. Beginning
in 1992, in conjunction with USEUCOM,
USAFE implemented JTF and JFACC battle
staff training to give real-world contingency
commanders and staffs a hands-on under-
standing of what to do in future conflicts.

The Trailblazer and Union Flash exercises
were instrumental in preparing the Third and
Sixteenth Air Force commanders and staffs
for the missions they were assigned during the
1990s and at the turn of the century in areas
such as the Balkans, Africa, and Southwest
Asia. Additionally, the WPC blazed new trails
in 1995 by providing a real-world mission
rehearsal for the Commander, Allied Forces
Southern Europe, and his staff for their
deployment to Bosnia, a NATO first.

This type of innovative exercise
execution and transformation in the 1990s

prepared the center to execute USAFE’s
rehearsal for air operations in the Balkans
and V Corps’ rehearsal for Task Force Hawk
in 1999. Moreover, in April 1999, with
conflict ongoing in the Balkans, the center
hosted Joint Task Force Shining Hope, the
headquarters responsible for humanitar-

ian assistance operations in the region. In
November of that year, during the air war
over Serbia, the center provided analysts who
worked around the clock at the Air Opera-
tions Center in Ramstein, Germany, assessing
the impact of operations. WPC programmers
built a database to record, track, and validate
mission reports and provided the primary
and most credible source for battle damage
assessments. Its information was also crucial
in pinpointing unexploded ordnance after the
war, allowing a quicker return to normalcy.

A Shift in Focus

The WPC continued its pioneering
ways by hosting a senior commander’s
seminar in January 2000, so the USEUCOM
combatant commander could refine the plan-
ning for future operations in the Balkans.
This ongoing relationship of supporting
USEUCOM training and events, coupled
with the WPC’s frequent support of NATO
throughout its 22-year history, reveals an
organization that actively seeks opportunities
to contribute to the warfighter.

The last few years have seen a shift of
focus to the war on terror. In 2003, the WPC
planned and conducted the exercises Danger
Focus II and Freedom Resolve, the mission
rehearsals for preparing the 1 Infantry Divi-
sion, 1** Cavalry Division, and IIT Corps to
support Operation Iraqi Freedom. During Iraqi
Freedom, the WPC supported the Air Force
A9 (Mission Rehearsal and Analysis) role. The
center’s work with the A9 in providing red-
team events, operational analysis, and captur-
ing lessons learned with remediation provided
key support to U.S. Central Command. Fol-
lowing the practice of taking on nontraditional
missions, the WPC work in red-teaming also
contributed to security for the NATO Summit
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in Prague in 2002, as well as supporting Presi-
dential visits to Europe.

The Warrior Preparation Center has
changed from a Cold War, garrison-based
posture to an organization in transition that
exemplifies the DOD training transformation.
The center was recently named by USEUCOM
as the Joint National Training Capability
Center of Excellence for Europe, taking on the
tasks of fielding and integrating new battlestaff
training techniques and technologies. Addi-
tionally, it was named the USAFE Distributed
Mission Operations (DMO) center of excel-
lence and charged with planning for and build-
ing a DMO command and control capability.
The goal of the WPC for both programs is
to prepare and conduct command and staff
training within the live, virtual, and construc-
tive (LVC) training domains. Traditionally,
units have had to train individually at echelon,
with higher and lower units acting as response

cells. Today, linked multiechelon training with
the LVC domains is possible through robust
distributed networks, allowing units to train at
home stations or at expeditionary locations.
Suter’s legacy means much more than
innovation. At the end of the day, the WPC
exists so Soldiers, Sailors, Airmen, and
Marines can train together at the operational
level of war. It also exists so they can blend
their doctrine and tactics in the art of deci-
sionmaking to command and control troops
in contact. Moreover, it is at this operational
level, which by definition is joint, that we
either plan and fight as a team or approach the
battlefield in an unsynergistic, disconnected
path. Further, WPC exists so the Nation and
coalition partners can avoid unnecessary loss
in places like Kasserine Pass in North Africa
in 1943, or those during Operation Anaconda
in Afghanistan. It exists so that effective air-
ground teams can take the fight to the enemy

with swift victory in places such as the break-
out of St. Lo in World War II or on the road to
Baghdad in Iraqi Freedom.

The Warrior Preparation Center allows
commanders and their staffs to work out
the decisionmaking process, refine it, and
prepare for the known or suspected, but more
importantly to approach the battlespace with
confidence in their ability to handle the fog
and friction of real war. The bottom line for
the WPC is to prepare commanders to get
the job done with less blood and treasure. As
the global security environment continues to
transform, Moody Suter’s Warrior Preparation
Center will remain an innovator, dedicated
to excellence in training, and living up to its
motto, Prepare to Win. The WPC standard is
that no one can do more, and no one should
expect less. JFQ

Foundation Announces Establishment of
the Colin L.. Powell Chair at NDU

he National Defense University
Foundation (NDUF) recently
announced the establishment
of the Colin L. Powell Chair for
National Security Leadership, Character, and
Ethics at the National Defense University.

The Chair is named for Colin L. Powell,
former Chairman of the Joint Chiefs of Staff
and Secretary of State. General Powell’s
extraordinary life of military, government,
and private service to his nation exemplifies
the ideals the Chair is established to uphold.
General Powell is a graduate of the National
War College and a recipient of the NDUF
American Patriot Award.

“At the initiative of Nash Broaddus,
Chairman Emeritus of the NDU Foundation,
and as a direct result of his generosity, we are
pleased to be able to establish such a funda-
mentally important program for the National
Defense University;, said NDUF President,
General Charles D. Link, USAF (Ret.). “Nash
Broaddus, founder of Prodesco, Inc., in 1975,
served as a Naval officer in two wars (World
War II and the Korean War). During World
War II, he earned the distinction of being

56  JFQ / issue 42, 3 quarter 2006

the youngest Destroyer Escort Commander
in the U.S. Navy. In 1993, he received the
Department of Defense Medal for Distin-
guished Public Service. He is a patriot and
a tremendous supporter of the National
Defense University.

“Mr. Broaddus and the other members
of the Board of Directors are especially pleased
that General Richard B. Myers, USAF (Ret),
15" Chairman of the Joint Chiefs of Staff, will
be the first incumbent of the Powell Chair,”
according to General Link.

A native of Kansas City, Missouri,
General Myers entered the Air Force in 1965
through the Reserve Officer Training Corps
program. His career includes operational
command and leadership positions in a variety
of Air Force and joint assignments. General
Myers became the 15% Chairman of the Joint
Chiefs of Staff on October 1, 2001, and he
retired on September 30, 2005.

General Powell conveyed his approval,
“General Myers is a distinguished leader and
patriot. I am very pleased that he will be bring-
ing his talents and experience to inaugurate
this new chair. I also express my appreciation

to Mr. Nash Broaddus for his generosity in
creating this new opportunity for learning at
the National Defense University.”

Reaction from members of Congress was
equally positive: Congressman Ike Skelton,
a strong advocate of professional military
education, stated, “General Myers has served
our country with uncommon distinction
and integrity, applying common sense to the
challenges of his position as Chairman. . . . He
has also provided stellar stewardship of joint
professional military education and sound and
thoughtful advice to me and my colleagues”

The Chairman of the House Armed
Services Committee, Duncan Hunter, added,
“I have personally witnessed General Myers in
the middle of the arena that we call Washing-
ton, DC, under enormous political pressure
that attends most major security decisions.
Never was a national leader more courageous.
General Myers exemplifies integrity and
loyalty to his oath of services that will be well
reflected in his new role molding American
military leaders” JFQ
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Book Reviews

Ithough terrorism and transnational

threats from distant lands have

absorbed much U.S. attention and

resources of late, the Forum articles

in this issue of Joint Force Quarterly
remind us that our own hemisphere—particularly
the southern part—remains relevant in the global
security context. Both readings offer conjecture
about the future of Latin America—one focusing on
a single country, the other on the entire region.

— Y
,mquszbbsrﬁn«r
CUBA'S NEXT LEAp
s .-—H.H
BRIAN a1 ELL

5

Clausewitz
A Study of
Military and
political Idens

Hugh Smith

ugh Smith’s On
Clausewitz repackages
On War, by Carl von

Clausewitz, for the general
reader while striving to do
the least violence to the
understanding of war that
Clausewitz achieved in his
final years. Given the difficul-
ties Clausewitz’s unfinished
manuscript have presented to
generations of readers since
his widow published On War

After Fidel: The Inside Story of Castro’s
Regime and Cuba’s Next Leader
by Brian Latell
New York: Palgrave Macmillan, 2005
273 pp. $24.95
ISBN 1-4039-6943-4

Post-Castro Cuba is the Latin American
elephant in the U.S. living room, a beast that prob-
ably will have to be acknowledged sooner rather
than later since the 79-year-old Fidel has shown
increasing signs of mortality in the past few years.
Latell, a senior associate at the Center for Strategic
and International Studies, started his long career as
a Cuba watcher in 1964, when he became a political
and leadership analyst at the Central Intelligence
Agency. At the time, remote leadership analysis was
a well-regarded analytical tool, and Fidel Castro
was the world leader who most needed such scru-
tiny. Latell combines the intelligence culled from
those years of study with information from second-
ary sources to produce character studies of Fidel
and his designated successor, his brother Raul.
Latell uses his assessments of Raul both as an indi-
vidual and in the context of his relationship with
Fidel to project what kind of country Raul’s Cuba
will be—and, more importantly, how that country

“The Americas in the 21 Century:
The Challenge of Governance and Security”
Security Issues in the Western Hemisphere
conference series
February 1-3, 2006, Miami, FL

The U.S. Army War College, in conjunction
with Florida International University and U.S.
Southern Command, held the ninth annual confer-
ence dealing with security and defense matters
in the Western Hemisphere. This year’s session
attracted 150 military, governmental, and academic
attendees who participated in panel discussions on
interdependence and global security, the need for
good governance, linking security and develop-
ment, public security, and the information threat.
The participants’ conclusion—that the Western
Hemisphere security situation is “extremely volatile
and dangerous” and that the challenges of good
governance and security need to be addressed lest
the issue resolve itself in ways not to our liking—
should give pause to security decisionmakers. A
detailed conference report is available at
www.StrategicStudiesInstitute.army.mil>.

L. Yambrick

in the early 1830s, Smith’s
endeavor is laudable.
Smith, however, does
not intend On Clausewitz
to replace On War.
the “lucidity of Clausewitz’s
mind can only be appreciated
at first hand,” and because
Clausewitz intended his opus
to stimulate readers to reach
their own judgments about
the problems war presents,
Smith rightly insists that

might interact with the United States. The potential
scenario of Raul dying before Fidel does is briefly

discussed as well.

On Clausewitz:

A Study of Military and Political Ideas

by Hugh Smith

New York: Palgrave Macmillan, 2005

272 pp. $29.95

ISBN 1-4039-3586-6

Book Review by
BARRY WATTS

there is no substitute for
reading Clausewitz directly
(p. xi).

What Smith offers, then,
is a fairly comprehensive
companion volume to On
War. In 23 short, readable
chapters, he summarizes
what scholars and military
men have thought about
such things as Clausewitz’s

Because

during his era, On War’s

life and personality, warfare

Barry Watts is a Senior Fellow at the Center for Strategic and Budgetary Assessments and author

of Clausewitzian Friction and Future War.
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intellectual and politi-
cal context, Clausewitz’s
approach to war’s theory and
practice, and his relevance
(or the lack thereof) to
warfare in later times down
to the present. The result is a
generally reliable supplement
for any reader, whether tack-
ling Clausewitz’s unfinished
manuscript for the first time
or revisiting it for the twen-
tieth. Having scrutinized
sympathetic interpretations
of Clausewitz by scholars
such as Peter Paret, Michael
Howard, Bernard Brodie,
Michael Handel, and Chris
Bassford, as well as critics of
On War, from B. H. Liddell
Hart to Martin van Creveld
and John Keegan, little
escapes Smith’s mention.
His volume may therefore
become a standard reference
for students of Clausewitz.
Nevertheless, reluctance
to depart even slightly from
Clausewitz’s understanding of
land warfare at the time of his
death is both Smith’s greatest
virtue and weakness. On the
one hand, the theorist was
a soldier from the age of 12
until his death at 51 in 1831;
by the time he was 35, he had
fought in 5 land campaigns

against France; and from 1790
to 1820, continental Europe
witnessed some 713 battles
(p- 27). On the other hand,
On War contains virtually no
mention of war at sea during
this period, or of technology’s
potential to transform war’s
conduct even if its underlying
nature remains unchanged.
Following Clausewitz, Smith
presents war fundamentally
as armies fighting armies
(p. 264). In doing so, he
is true to the text of On
War, but his exegesis also
devalues seapower (even in
Clausewitz’s day) and gives
short shrift to truly revolu-
tionary developments in the
means of warfare after 1820
(for example, machineguns,
mechanization, airpower, and
both thermonuclear and non-
nuclear precision weapons).
Clausewitz, though not
Smith, can be forgiven for
neglecting the technological
dimension. During Clause-
witz’s time, technological
changes in the means of war
were modest compared to
those of the 20" century. As
for seapower, Clausewitz
was a soldier, not a sailor.
Still, neglect of the sea was
a major oversight. Britain’s
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attainment of naval domi-
nance in European waters
during Clausewitz’s lifetime
was the culmination of

“the largest, longest, most
complex, and expensive
project ever undertaken

by the British state and
society” (N.A.M. Rodger,
The Command of the Ocean:
A Naval History of Britain,
1649-1815, W.W. Norton,
2005, p. Ixv). And while
many 20"-century histori-
ans, even in Britain, have
downplayed the significance
of Admiral Nelson’s triumph
at Trafalgar in October
1805, his victory ensured

Anthony James Joes

uring the 20" century,
the United States
developed the largest

and most powerful military
the world has known by
capitalizing on its abundant
natural resources and its
geographic isolation, which
protected against a direct
assault on the homeland.
The forces it fielded for both
World Wars, the Korean War,
and Operation Desert Storm
supported and reinforced a
strategic philosophy based on
massing troops and equip-
ment so they could conduct
direct, violent assaults against
massed armies. However,
operations since the Septem-
ber 11 attacks have revealed
weaknesses, not necessarily in
military strength, but rather
in the strategic vision for con-
ducting counterinsurgency
operations; lessons learned in
years past were not retained.
Anthony Joes’ Resisting
Rebellion is a fresh look at
the well-worn topic of how

Britain’s survival in a war
“which no other nation sur-
vived unscathed,” left Napo-
leon in a strategic box from
which he futilely struggled
to escape for the rest of

his reign, and guaranteed
Britain’s economic prosper-
ity (Rodger, p. 543).

Smith’s dogged adherence
to Clausewitz’s understand-
ing of war as fundamentally
armies fighting armies has
other consequences for
appreciating On War’s rel-
evance to modern conflict.
The most serious is Smith’s
treatment of the Prussian’s
unified concept of a general

to fight an insurgency. As

the United States continues
its counterinsurgent efforts

in Afghanistan and Iragq, fre-
quent comparisons are made
to Vietnam, where the Armed
Forces faced a similar situa-
tion. Joes makes an intriguing
contribution by approaching
the topic from the perspective
of developing and executing
an effective counterinsur-
gent strategy—which could
prevent these ongoing
operations from turning into
Vietnam-style defeats.

The central concept of
Resisting Rebellion, rooted in
Clausewitz, is that civilians
are the center of gravity and
that “guerrilla insurgency is
quintessentially a political
phenomenon, and that there-
fore any effective response to
it must be primarily political
as well” (p. 7). The author
then states that the ultimate
goal of “any intelligent coun-
terinsurgency policy . . . is
peace” (p. 8).

friction. While the author
acknowledges Clausewitz’s
view that general friction
constitutes the “only concept
that more or less corresponds
to the factors that distinguish
real war from war on paper”
(Carl von Clausewitz, On
War, edited and translated by
Michael Howard and Peter
Paret, Princeton University
Press, 1976, p. 119), he clings
to the traditional reading that
separates chance from general
friction rather than seeing
chance as merely one of fric-
tion’s sources. Smith’s “trinity
of trinities” diagram (p. 121)
documents his refusal to push

Resisting Rebellion:
The History and Politics
of Counterinsurgency

by Anthony James Joes
Lexington: University Press of Kentucky, 2004
351 pp $35.00
ISBN 0-8131-2339-9

Book Review by
TODD M. MANYX

Key to Joes’ thesis is a
belief that nations generally
have difficulty developing
counterinsurgent strategies
because the academic com-
munity tends to ignore the
study of warfare, and most
governments that have faced
an insurgency have failed
to capture their “lessons
learned” on how to cope with
insurrections, thus requiring
“relearning old lessons.” Joes’
efforts to bridge these two
points provide the book’s
overall structure.

The first step in Joes’
analysis is a broad discussion
of guerrilla tactics and strate-
gies and the identification
of insurgency-generating
circumstances. Guerrilla
tactics generally focus on the
need to wear down the larger
force in the long term and
are predicated on a mixture
of surprise, mobility, intelli-
gence, morale, infrastructure,
leadership, outside assistance,
and a secure base. Likewise,

Captain Todd M. Manyx, USMC, is an Intelligence Officer with over 20 years experience, most
recently with a deployment to Al Anbar province in Iraq.
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Clausewitz’s unfinished text
beyond where the Prussian
left matters in 1831.

In discussing another
source of general friction—
intelligence—Clausewitz
observed that the “difficulty
of accurate recognition consti-
tutes one of the most serious
sources of friction in war”
(Howard and Paret, p. 117).
The modern term for what
Clausewitz was talking about
is situation awareness, which,
for commanders and combat-
ants, necessarily includes
their belief systems and
experience. Consequently,
the social phenomenon of

insurgency-generating cir-
cumstances usually include
at least one of the following:
foreign occupation, defeat in
war, religious rebellion, resis-
tance to a murderous regime,
a tradition of civil conflict,
the desire of would-be or
former elites to gain power,
and closing off any peaceful
avenue to change through
rigged or cancelled elections.

The second step is the
detailed study of the political
and military elements of a
counterinsurgency strategy,
including in-depth examples
of counterinsurgent efforts
that succeeded when these
elements were addressed
and failed when they were
ignored. The key strategic
political elements include
providing a peaceful path to
change, committing sufficient
resources, and isolating the
conflict area. The central
elements of military efforts at
the operational/tactical level
include displaying rectitude,
emphasizing intelligence,
dividing insurgent leaders
from their followers, offering
amnesty, removing firearms
from disturbed areas, disrupt-
ing insurgent food supplies,
and maintaining constant
pressure on the enemy.

The multiple detailed
examples Joes uses are a
central strength. They run the
gamut from the 18" through-
out the 21* centuries and
include Napoleon’s problems
in Spain, the Boer War, the
Philippines Huk Rebellion,
Latin America, and the many
insurgencies with declining
colonial empires in Africa
and Asia following World
War II.

Thoroughly researched
and annotated, Resisting

issue 42, 3¢ quarter 2006 /| JFQ

war becomes nonergodic in
Douglass North’s sense that
future states (or outcomes)
cannot be confidently
predicted based on aver-
ages calculated from past
states (Douglass C. North,
Understanding the Process of
Economic Change, Princeton
University Press, 2005, pp.
19, 49-50, 167). The upshot
is friction with a vengeance,
but Smith’s insistence on
halting interpretation of On
War at Clausewitz’s untimely
death ignores such important
insights. JFQ

Rebellion is an intelligently
written and easily readable
work that is likely to become
a standard text on counterin-
surgency. It would also be a
valuable addition to anyone’s
self-directed professional mil-
itary education and should be
studied by all policymakers,
military officers, and senior
noncommissioned officers. In
addition, the first two chap-
ters, dealing with guerrilla
strategy and motivations, and
the final chapter, concerned
with the elements of a suc-
cessful counterinsurgency,
should be required reading
for all servicemembers who
expect to operate in either
Iraq or Afghanistan.

The well-read student
of insurgency is likely to
view Resisting Rebellion as a
21*-century validation of the
Marine Corps’ Small Wars
Manual. Originally published
nearly 80 years ago, the
manual was the Corps’ effort
to capture the lessons learned
from its experiences in the
Huk Rebellion and Central
American banana wars, and
its sections relating to politics
and tactics remain valid.
However, Joes examines
the problem of counterin-
surgency from a broader
perspective and with a more
focused academic process.

According to Joes, it
has been said that “guer-
rilla warfare is what regular
armies always have most to
dread” (p. 1). Perhaps the
lessons this book offers can
help vanquish that dread, and
a counterinsurgency doctrine
that encompasses and bal-
ances both the political and
military perspectives can be

developed. JFQ
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fter World War II,
Government leaders
believed they had

the answers to a series of
questions important to
developing a national secu-
rity strategy: where the next
war would be fought, who
the next adversary would be,
and what missions and capa-
bilities would best serve the
Nation. As Trimble shows in
this meticulously researched
book, however, the future
was no more foreseeable at
that time than it is today.
Trimble’s work follows the
Navy’s search for a role in
nuclear weapons delivery
missions in the postwar years
and provides a sobering
glimpse of the limitations of
organizations and technol-
ogy in a rapidly changing
strategic environment.

Trimble recounts the
Navy’s failed attempts
through the 1950s to form
a seaplane striking force
(SSF) to compete with Air
Force strategic bombers.
Nearly every untoward event
described in Attack from
the Sea—poorly developed
service operational concepts,
contractors’ hastily submit-
ted and unworkable engi-
neering proposals, Service
leaders’ and program man-
agers’ strongly worded state-
ments supporting those con-
cepts and proposals—eerily
parallels the modern Navy’s
search for meaning and
methods. This book rein-
forces George Santayana’s
axiom that those who cannot
remember the past are con-
demned to repeat it.

A philosophical touch-
stone shared by naval

Attack from the Sea:
A History of the U.S. Navy’s
Seaplane Striking Force

by William F. Trimble
Annapolis, MD:
Naval Institute Press, 2005
196 pp. $29.95
ISBN: 1-5911-4878-2

Book Review by
MARTIN J. SULLIVAN

leaders (as true today as

it was 60 years ago) is the
notion that the ability of
maritime forces to remain
dispersed yet to quickly
consolidate their striking
power affords the Nation

a potent deterrent force.
Through the 1930s, the
Navy strove to increase the
mobility and flexibility of
its forces while extending
their effective combat reach.
Initially, in the interwar
period, seaplanes were seen
as a solution to the Navy’s
need to gather intelligence
while providing surveillance
and reconnaissance services
well beyond the range of air-
craft organic to the nascent
carrier airgroups.

Many Navy leaders—
most notably, future Fleet
Admiral Ernest King—
believed these so-called
flying boats could also act
as “mobile units, available
to the Fleet as powerful
striking forces in addition
to their traditional scouting
mission.” In technologi-
cal and operational terms,
carriers were still in their
infancy. The tonnage limits
imposed by the Washington
Naval Treaty and by con-
gressionally enforced budget
authority also constrained
the Navy. Compared to
carrier aircraft, seaplanes in
the early 1930s had superb
endurance and could haul
heavy ordnance such as
bombs and torpedoes—the
exact capabilities staff
officers and fleet operators
believed they needed to
protect U.S. forces as they
advanced to meet the Japa-
nese fleet.

Trimble portrays the
goal-driven sense of purpose
of Navy leaders and the
frustrating constraints and
limitations of the “Treaty
Navy” in which they worked.
King wanted to develop
the long-range seaplane
into a “powerful offensive
weapon capable of being
concentrated at any desired
point on very short notice,”
but he could neither win
over less visionary but more
practical officers assigned
to review requirements nor
balance his demands against
the resources and technol-
ogy available. Members
of the General Board, the
rough equivalent of today’s
Program Assessment and
Evaluation offices, did not
share King’s estimation of
the usefulness of seaplanes
apart from traditional
reconnaissance.

By the mid-1930s, Chief
of Naval Operations Admiral
William H. Standley and the
General Board questioned
King’s assertion that the
flying boats would undergo
“unlimited development.” As
Trimble recounts, advances
in seaplane performance did
not develop as expected over
the decade. Additionally,
in arguments echoing those
against today’s seabasing
concepts, board representa-
tives believed advanced
“afloat bases” would be so
vulnerable to attack that
shore- and carrier-based
aircraft would be required
to protect the anchorages.
Finally, the Bureau of
Aeronautics’ operational
concepts for employment of
the seaplanes, the manpower

Colonel Martin J. Sullivan, USMC (Ret.), is a Senior Director for Defense Policy in the Center for
Adaptive Strategies and Threats at Hicks and Associates.
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and training necessary to
operate them, and the sup-
porting logistic requirements
exhibited a stovepiped
perspective and called for
unrealistic numbers of sea-
planes and tenders. As the
decade ended, and war in
the Pacific loomed, the rapid
technological change in the
range, ordnance carrying
capability, and maneuver-
ability of carrier aircraft
made further investments
in seaplane strike forces a
low priority. Ultimately, the
Navy entered the war using
the obsolescent PBY Cata-
lina flying boat as a patrol
aircraft, expecting to employ
the platforms as attack forces
as a last resort. The patrol
squadrons made some con-
tributions to the war effort,
but only in those arenas
where the paucity of threat-
ening Japanese fighters and
enemy antiaircraft weapons
offset the Catalina’s lack of
speed and maneuverability.
Despite the outstand-
ing wartime performance
of the Navy’s carriers and
submarines, the Service
underwent a postwar insti-
tutional and intellectual
crisis. Professionals and
defense strategists believed
atomic bombs and long-
range, land-based bombers
were the transformational
weapons of the day and the
tools in the U.S. arsenal
most likely to be used.
Opportunities for nuclear
retaliation against the Soviet
Union drove emerging
military strategy, doctrine,
and materiel acquisition
programs. As Trimble shows
with the Navy, from the late
1940s through the 1950s,
initiating Service acquisi-
tion programs specifically
for developing capabilities
to deliver nuclear weapons
was seen as proof, through
twisted logic, of strategic
relevance. The author
describes the Navy’s almost
desperate efforts to quickly
achieve nuclear delivery
capability despite daunting
technological hurdles. For
example, officers considered
modifying land-based patrol
aircraft (P2Vs) to carry
atomic bombs and planned
to station the aircraft at
advanced bases near major
ports worldwide. When
an aircraft carrier came
into port, the P2Vs would
be lifted aboard the ship,

“and after completing their

missions, they were to find
bases ashore at which to
land, or somehow ditch close
enough to the task force for
the crews to be rescued.”

The Navy sought a vision
that could reassure its lead-
ership of the institution’s
relevance and act as a
bulwark against political,
strategic, and budgetary
buffeting. Finally, in what
could be called a “back to
the future” episode, leaders
endorsed efforts to establish
a sea-based striking force
they believed could give the
Navy advantages of mobil-
ity and strategic surprise,
as well as dispersion and
concealment, all considered
vital in the context of sur-
vival for retaliatory nuclear
strikes. Trimble describes
each of the aircraft and
some of the highly modified
seaplane tenders proposed
for the revived SSF, but he
focuses on the centerpiece
of the Navy’s efforts: Martin
Aircraft Company’s develop-
ment program to make a sea-
plane, the P6M SeaMaster, a
viable competitor for long-
range strategic missions.

In 1952, the SeaMaster
was envisioned as a large
turbojet-powered seaplane,
capable of flying at high
subsonic speeds during low-
level ingress to a target while
carrying nuclear weapons,
conventional bombs, or
mines programmed for
release by an integrated
autopilot/weapons delivery
system. The program was a
disaster waiting to happen.
In page after page describing
programmatic and budgetary
woes, Trimble documents
the Navy’s and Martin’s
poor technological research,
incorrect engineering data,
difficulties in controlling air-
craft weight growth, material
failures, and lack of effective
program management. Addi-
tional aerodynamic and pro-
pulsion deficiencies revealed
during the flying portion of
the test program exacerbated
all these issues. Despite the
problems, Trimble reports
that “enthusiasm for the
capabilities of the SeaMaster
as a nuclear delivery plat-
form and for the SSF as a
mobile striking force seemed
to have no bounds.” During
a test flight on December 7,
1955, the aircraft suddenly
pitched down, overstressing
the airframe and causing it
to break apart in flight. It
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took another such catastro-
phe and crash to finally end
the SeaMaster saga, but not
before millions more dollars
were wasted on a program
that never should have gone
past the drawing board.
Trimble summarizes the fail-
ures of the SeaMaster and its
SSF cohorts:

The SSF fell far short of
what it proponents advocated,

1_:1“".':;1:3'? =egond
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xplosions tore through
E London subways in June

2005, killing 52 and
injuring 700; 4 months later,
riots broke out in immigrant-
dominated areas around
Paris and beyond. According
to the British Broadcasting
Company, young Muslim
Britons planted the bombs
in the London underground.
The riots in France were
prompted by the accidental
electrocution of two Muslim
youths who, according to
community leaders, were
being chased by French police
at the time of their deaths, a
charge denied by local offi-
cials. Regardless of whether
gendarmerie were involved,
the outcome was clear: nearly
3 weeks of rioting, 9,000 cars
set ablaze, and 3,000 arrests.
Yet many U.S. military
personnel in U.S. European
Command (USEUCOM)
and North Atlantic Treaty
Organization (NATO) posi-
tions lacked a context for
understanding these violent
events, particularly in terms
of how Muslim communities
within Western European

due in part to technological
and managerial shortcom-
ings and in part to strategic,
operational, and economic
realities. . . . Advocates of
the concept did themselves no
favors either by consistently
underestimating its costs
and the time needed for
development. . . . Planners
and strategists would do well
to take the lessons of the SSF
to heart before forging ahead

countries interact with their
governments.

Islam, Europe’s Second
Religion helps to address this
shortfall. Shireen Hunter’s
edited collection of essays by
scholars on the demograph-
ics, structure, organization,
and mobilization of Muslims
in Europe highlights com-
monalities and differences of
the Islamic experience among
Western European nations.
The first part of the volume
focuses on Islam within the
context of state boundar-
ies, while the second part
explores transnational issues
related to Muslims in Europe,
such as the generation gap
among first- and second-
generation immigrants and
the relationship of European
Muslims to European Union
foreign policy. Each country-
specific section offers the
basic demographics and
ethnic heritage of Muslims
in each country, as well
as aggregate information
about the civic organiza-
tions, such as mosques and
Islamic charities, associated
with the Muslim faith in

with costly technologies based
on preconceived expectations
that they will . . . bring about a
revolution in the way wars are
fought and won (pp. 140, 142).

As a former test pilot who
watched the A-12, P-7, and
EA-6B Advanced Capabil-
ity programs be cancelled
and who recently worked in
the Marine Corps’ Aviation
Programs and Weapons

Islam, Europe’s Second Religion:
The New Social, Cultural,
and Political Landscape

Edited by Shireen T. Hunter
New York: Praeger, 2002
312 pp. $28.95
ISBN 0-2759-7609-2

Book Review by
TARA A. LEWELING

Western Europe. Attempts
at pan-ethnic organizing,
particularly through umbrella
organizations, are also dis-
cussed. The second part of
Hunter’s volume examines
transnational cultural trends
related to Islam, such as
how European-based Islamic
scholars are changing global
interpretations of Islam, as
well as how issues such as
racism and marginalization
are affecting second-genera-
tion Muslim immigrants in
Western European countries.
This volume offers a con-
temporary view, in aggregate
terms, of the Muslim experi-
ence in Western Europe.
While some of the data (such
as specific demographic
details) is outdated, those
looking for such critical
information as the history of
contemporary Islamic immi-
gration to Europe and the
interaction of Islamic organi-
zations with state institutions
will be well served by this
collection. For military per-
sonnel serving in USEUCOM
and NATO or with NATO
officers in coalition

Major Tara A. Leweling, USAF, is pursuing a PhD in Information Sciences at the

Naval Postgraduate School.
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System Branch as the MV-22
and Joint Strike Fighter were
under constant review, this
reviewer found portions of
this book painful to read.
Even with today’s computer-
aided design and analysis
technologies, and despite the
best hopes and intentions of
platform advocates, machine
and human errors still

create problems. I can only
imagine what present-day

environments, the volume
offers particular insight into
a growing influence on the
foreign policy of NATO
members. Personnel focused
on long-term force planning
will benefit from the key
insight that the demographic
composition of many NATO
member states is rapidly
changing. Those focused on
shorter-term, current-year
force execution will enhance
their understanding of the
intricate social forces affect-
ing the domestic governance
of NATO nations. Moreover,
Hunter’s volume points

out that individual member
states are responding dif-
ferently to the challenge of
integrating disparate ethnic
communities into their social
fabrics; it is possible that
these differences will affect
future foreign and military
policies of NATO nations.
As a result, close reading

of Islam, Europe’s Second
Religion offers U.S. military
personnel a chance to better
understand and appreciate
not only the social dynamics
affecting some of the United
States’ key partners in the
global war on terror, but also
unique national aspects of
these social dynamics.

The Paris riots probably
were not related to any spe-
cific terrorist plot, and much
remains unknown about the
London bombings. Nonethe-
less, members of al Qaeda
and other Islamic-oriented
terrorist networks clearly
have leveraged established
Muslim communities in
Europe and elsewhere for
logistical support. In most
cases, members of these com-
munities have been unwitting
enablers of terrorist actions.
While other works, such
as Marc Sageman’s Under-
standing Terrorist Networks,
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major program managers and
service acquisition executives
would think if they were to
read Attack from the Sea. In
truth, Santayana’s condem-
nation might be avoided by
reading Trimble’s work. JFQ

provide insight into how the
intersection of global jihad-
ist ideology and small group
dynamics can coalesce into
al Qaeda recruits, Hunter’s
volume explains the environ-
ment in which such intersec-
tions are possible. As such,
the book is an important
source for those trying to
understand the dynamic,
sometimes contentious,
nature of Islam and Islamic
organizations within Western
Europe, and for those seeking
insight into a larger context
of Islamic community in
which al Qaeda recruitment
and organizing in Europe
play only a minuscule part.
Implications for coun-
terterrorism aside, Islam,
Europe’s Second Religion,
is a good read for anyone
wanting to be better informed
on the Islamic experience
in Western Europe from a
macroscopic perspective. For
those specifically seeking to
understand some of the social
factors related to the London
bombings and Paris riots,
Hunter and her colleagues
provide a critical context
through data-driven analy-
sis, enabling U.S. military
personnel to check personal
conjecture against empirically

based findings. JFQ
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Correction: The lead photograph of
armored vehicles in the Joseph J. Collins’
article “Planning Lessons from Afghanistan
and Iraq” (issue 41, 2¢ quarter 2006) on page
10 is not of Bradley fighting vehicles, but
rather M113A-3 armored personnel carriers.
We appreciate the e-mails and phone calls
from our readers. The Editor
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tis often said that America’s heart
lies in Europe and its wallet in the
Pacific Rim, but demonstrably, both
interests are migrating much closer
to home. The United States, for instance,
imports more oil from the Caribbean and
Latin America than it does from the Middle
East. Forty percent of our foreign trade lies
within this hemisphere, and two-thirds
of the cargo transiting the Panama Canal
is heading toward or leaving from U.S.
ports. Fully one-quarter of the world’s fresh
water runoff lies within the U.S. Southern
Command (USSOUTHCOM) area of
responsibility, and an equal percentage of
our pharmaceuticals find their origin in
the Amazon. An estimated 40 million His-
panics reside in the United States (in addi-
tion to the 4 million in Puerto Rico) and
represent the largest and fastest-growing
minority population.

The policies and practices that
USSOUTHCOM observes in its theater
security cooperation with the 32 nations
within its area of responsibility remain
heavily influenced by the European conquest
of the New World. Experts cite postcolonial
Hispanic culture, the legacies of friction with
a youthful, expansionist U.S. democracy;,
and the more recent exploitation of large
ungoverned areas and porous borders by
transnational criminal organizations fueled
by U.S. demand for illegal narcotics. Unlike
any other regional combatant command,
every member of USSOUTHCOM traveling
abroad, and every host nation or organiza-
tion with which they officially interact,
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Summary

is vetted for human rights training and
compliance to prevent repetition of past
errors and to promote better interaction.

With fewer apportioned forces and a
smaller budget than other regional combat-
ant commands, USSOUTHCOM has a great
appreciation for the importance of interagency
partnership and innovative security coopera-
tion practices. In this issue, Joint Force Quar-
terly seeks to underline some notable achieve-
ments and failures that may benefit security
professionals facing related challenges in other
areas of responsibility.

Our first Forum article, “The Americas
in the 21* Century: The Challenge of Gov-
ernance and Security;” is an intriguing intro-
duction to the current challenges facing the
USSOUTHCOM commander. The candid
assessment by General John Craddock and
Major Barbara Fick of security cooperation
between the United States and its southern
neighbors leads to an argument for change.
The authors observe that the United States
and its partner nations in the Caribbean
and Latin America are at a crossroads where
they must depart from the comfortable
and familiar approaches to mutual security
issues to reach the next level of collective
performance. They then make a case for
links between effective national security and
healthy democracies, and, like General Pace,
they emphasize that integrated elements of
national power are crucial in this effort. (See
also General Carlos Alberto Ospina’s comple-
mentary observations of mutual challenges
from a Colombian perspective in the Com-
mentary section of this issue.)

In the second article, “Limits of Influ-
ence: Creating Security Forces in Latin
America,” Dr. Richard Millett addresses crucial
lessons that the U.S. Armed Forces have
learned in Latin America and the Caribbean
in order to develop host-nation military and
civilian security forces. The implications for
U.S. Central Command are obvious, if not
optimistic (more than once, the United States
has found itself obligated to return and con-
front the same forces that it has painstakingly
trained). Inculcating martial competence,
teamwork, and supporting institutions is very
different from exporting values regarding
moral authority and faith in the rule of law.
Dr. Millett outlines seven germane lessons that
provide insights to similar missions elsewhere.
He also emphasizes that there are “substantial
limits” on U.S. ability to influence the values
requisite to achieve the long-term democratic
goals so often sought.

Our third Forum feature, “A Prescrip-
tion for Protecting the Southern Approach,”
addresses the requirement for the same
quality of early warning and defense-in-
depth to the south as the United States
enjoys from the other three points of the
compass. In this optimistic treatment of
a long-standing challenge, Colonel John
Cope promotes a new multilateral apparatus
to monitor mutual security issues in the
Caribbean basin, while avoiding traditional
barriers to close cooperation. He asserts
that Mexico’s defense relationship with the
United States is tentative by design, as our
southern neighbor professes to have no
enemies. How, then, can Mexico be inspired
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to participate in a multilateral relationship
when it perceives no threat? Colonel Cope
offers three near-term actions tailored to
improve prospects for more effective collab-
oration and promotes Mexican leadership of
an organization with precisely this mandate.
In “The State Partnership Program:
Vision to Reality,” Major Pablo Pagan
describes a very successful theater security
cooperation initiative that few people know
much about. When most think about U.S.
bilateral engagement with foreign nations,
they envision relationships between govern-
ments at the national level. In the United
States, however, some of the most effective
cooperation occurs at the state and local
levels, and this kind of cooperation is in
great demand throughout the hemisphere.
The ability of the National Guard, for
example, to work directly with host nations
and local U.S. civil institutions, such as
schools, businesses, and infrastructure
support organizations, is increasingly valu-
able. While more than one-third of the State

Partnership Program countries lie within the

USSOUTHCOM area of responsibility, this
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flexible program is a powerful tool returning
dividends globally.

The fifth Forum offering, “JTATF-South:
Blueprint for Success;” is an excellent overview
of U.S. Southern Command’s model for effec-
tive combined, interagency operations: Joint
Interagency Task Force-South. The author,
Lieutenant Richard Yeatman, shows how this
true interagency command has achieved a
mature collaboration of diverse military and
civilian, foreign and domestic agencies that has
made great strides in interdicting narcoterror-
ist logistics.

The final article in the Forum is entitled
“ITF-Bravo and Disaster Relief.” In it, Colonels
Edmund Woolfolk and James Marshall trace
the origins of Joint Task Force-Bravo to its
present role as U.S. Southern Command’s most
forward-deployed joint force capable of rapidly
addressing natural disasters and manmade
crises, such as noncombatant evacuations.
Indeed, all regional combatant commands
organize differently to address their prioritized
mission challenges within unique geographic
and cultural environments. JTF-Bravo is very
much a “contextual command” in this vein,
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and its regional engagement and life-saving
accomplishments have generated tremendous
goodwill for over two decades.

Lessons learned in the USSOUTHCOM
area of responsibility are instructive for all
combatant commands, and JFQ is dedicated
to supporting this exchange of ideas. As is the
case in other parts of the world, the better we
explain U.S. policies and viewpoints to the
people of Latin America and the Caribbean,
the more fruitful our common security objec-
tives will become. The success of democratic
rule, economic development, and the avoid-
ance of armed conflict will continue to be high
priorities for the United States in the hemi-
sphere. Together with our neighbors, we can
deny sanctuary to terrorists, narcotraffickers,
and other criminal elements. These worthy
goals require an effective interagency effort to
leverage all instruments of U.S. national power.
Only a synchronized interagency collaboration

will ensure success. JFQ D.H. Gurney
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The Americas in the 215t Century

Secretary of Defense Rumsfeld speaking

to GEN Craddock, USA, Commander
{USSOUTHCOM, en route to Central American
Ministers Conference on Security

By JOHN CRADDOCK and BARBARA R. FICK

he challenge of governance

and security for the Americas

in the 21* century has become

a timely topic for U.S. and
regional government officials. We need to
maintain an open dialogue about future
directions and how we maximize national
and international resources both as nations
and as a region—how we can work as a
multinational community to best provide
for our citizens.

A Strategic Inflection Point

A night satellite image of Latin America
and the Caribbean reveals some fascinating
characteristics that affect governance and
security. The lights reflect urbanization, com-
merce, and development. While one may
wonder about the role of the armed forces in
an urban environment that is generally the
province of law enforcement, there is a clear
need to focus on the security imperatives of
the darker areas.

General John Craddock, USA, is Commander, U.S. Southern Command. Major Barbara R. Fick, USA, is Army

Special Assistant to the Commander, USSOUTHCOM.
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Does the night image give us any indication
of ungoverned spaces within both the darkest
and brightest points? Should security forces have
an even greater role in those areas where other
government presence may be reduced? Is the pro-
tection of the environment and natural resources
a subset of enforcing national sovereignty?

In the dark waters surrounding the
Americas in this satellite image, you can also
see tracks of vessels. The majority of those
tracks represent fishing boats and commercial
shipping, but some of the maritime movement
there indicates the illicit trafficking of weapons,
drugs, and people.
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How do we sort out the illicit trafficking
from the legitimate traffic? How do we inspect
vessels for contraband without interrupting
the flow of time-critical commerce? And how
do naval forces protect human life on the
high seas, all the while exercising the right of
self-defense?

The answers to these questions will
depend on those who have authority over
national security, as well as the public will,
of each sovereign nation. There are no quick
or easy solutions, but it is clear that how we
address these issues will directly affect the
security of all our citizens. The U.S. Southern
Command, and arguably the U.S. Govern-
ment, is at a strategic inflection point. By that
term, I mean a concept coined by Andrew
Grove, former CEO of Intel Corporation.
Grove has defined strategic inflection points as
“points in the life of every industry where you
must change dramatically to reach new levels
of performance. If you miss these points, you
will decline”* These are points in time when
the environment changes so dramatically that
reliance on the skills, behaviors, and practices
that made us successful in one paradigm is
no longer enough.

To continue to thrive, we must be willing
to radically change our competencies and
approach. To remain committed to the old
way of doing business means potential under-
performance and perhaps failure. This notion
applies to our approaches to better governance
and security and possibly to recent develop-
ments in regional cooperation.

What has changed in the region over
the past few decades? What constitutes radical

US> Air Force doctor preparing to
treat villagers near Quito, Ecuador
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change? Do our current approaches meet the
needs of our citizens in the areas of freedom,
economic well-being, safety, and security?

According to a recent survey regarding
public views on democracy in Latin Ameri-
can and Caribbean countries, 9 of 18 publics
favor democracy over alternatives, but most
rate their current democracies as generally
inadequate. Public preference for democracy
ranks highest in Uruguay, Venezuela, and
Costa Rica, with increases over the past 4
years in Chile and El Salvador, and decreases
in Peru, Guatemala, Honduras, and the
Dominican Republic.?

One of two key factors influencing
public opinion of democracy is economic
performance. A United Nations (UN) survey
in 2003 revealed that a majority of Latin
Americans would prefer a dictator to a demo-
cratically elected leader if that change would
provide economic benefits.

We have seen an economic recovery
across the region in recent years. In 2004,
the average growth in gross domestic
product (GDP) was 5.5 percent, and in
2005 it was 4.3 percent. Estimated growth
for 2006 is 4.1 percent. Argentina, Chile,
Panama, Peru, the Dominican Republic,
Uruguay, and Venezuela all registered strong
GDP growth for 2005.

While poverty figures have declined
slightly, the benefits of growth are still not
felt throughout society, with 41 percent of the
population living below the poverty line, and
17 percent living in extreme poverty.* By 2000,
Chile had already achieved the UN Millen-
nium Declaration goal of reducing extreme

poverty to half the levels posted in 1990. By
2004, only Brazil, Ecuador, Panama, and
Uruguay had met expected progress toward
that goal. On the other hand, Argentina
and Venezuela had higher levels of extreme
poverty than they did in 1990.*

Latin America is the least equitable
region in the world for income distribution.
Poor distribution prevents a society’s resources
from being allocated to those who would
derive the greatest benefit. It also undermines
development and hinders progress toward
reducing poverty.®

Inequitable wealth distribution is
a phenomenon we have all recognized.
Unanswered grievances and unfulfilled
promises to the marginalized segment of the
population continue to cause deep-rooted
dissatisfaction with democracy as a process
and as an institution. In many parts of the
region, distrust and loss of faith in failed
institutions have also fueled the emergence
of anti-globalization and anti-free trade ele-
ments that incite violence against their own
governments and people.

If the gulf between rich and poor is
indeed part of the environment that places
institutions at a strategic inflection point,
what must we change to better meet the
needs of our citizens? This question has to do
with the second key factor influencing public
opinion on democracy. The answer lies in
the government’s performance, or its ability
to ensure the freedom, economic well-being,
safety, security, and human rights of its citi-
zens—in a word, governance.

A report from the Inter-American
Development Bank suggests that making and
implementing policy rather than the substance
of the policy may determine the effective-
ness of governments. This study found that
countries that scored well on how policies are
made and carried out are those where life is
improving. Chile tops the list, and El Salvador
is also highly ranked. Argentina and Venezuela
do not fare so well.®

In recent years, World Bank analysts
have devised a metric to rate the institutional
performance of democracies around the
world. The trends captured in this study from
1996 to 2004 show those countries that score
highest in governance.” Chile, Uruguay, Brazil,
and Panama have also shown the greatest
progress toward reducing poverty. In addition,
those are the countries where the publics show
the greatest satisfaction with and preference
for democracy.
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A Look at the Facts

Public opinion on democracy, economic
performance, poverty reduction and inequal-
ity, and governance will reveal an initial
pattern. Chile, which has the same governance
rating as the United States, demonstrates
strong economic performance, has exceeded
expectations for poverty reduction, and has
raised the public preference for democracy in
the years since its transition.

Uruguay’s public opinion on democracy is
the highest in the Southern Cone. The country
has registered solid GDP growth, met poverty
reduction goals, and has one of the highest gov-
ernance scores in the region. Additionally, its
income distribution is the most equitable.®

These are just a few factors that dem-
onstrate the correlation between
good governance and a better life for
citizens. But how does that relate to
defense and security? Any analysis of
governance looks at dimensions of
public security and national defense
or sovereignty. World Bank research
on governance takes an integrated
approach and looks at six interrelated
dimensions, two of which relate
directly to security and sovereignty:
political stability and absence of vio-
lence, meaning the absence of terror-
ism and violent threats to or changes
in government; and the rule of law
or the quality of the law enforcement
contract, meaning the state of the
police and courts, as well as the likeli-
hood that citizens will be confronted
by crime and violence.

Other dimensions in the study
look at political, civil, and human rights, the
quality of public service delivery, and the
control of corruption, all of which have rel-
evance for public safety, public security, and
national sovereignty.

From a military perspective, we should
focus on how the security and sovereignty
dimension of governance contributes to
economic development, poverty alleviation,
and strengthened democracies. Today, Latin
America and the Caribbean basin face a wide
array of threats that are supremely difficult to
tackle. We have recognized that today’s glo-
balization has not only allowed commerce to
cross borders rapidly and easily, but also allows
for the movement of threats to the people of
this hemisphere. These include transnational
terrorism, narcoterrorism, logistic support
and fundraising for Islamic radical groups,
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illicit trafficking, mass migration, forgery
and money laundering, kidnapping, violent
demonstrations, crime and urban gangs, and
natural disasters.

The common thread running through
these threats is that they cannot be defeated by
traditional military means. Every facet of the
national power of each of our countries will be
required to deter or eradicate them.

Two cases in point are Guatemala and
its effort to bring security and governance to a
specific region, and Colombia, where the effort
has been broadly directed at the national level.
These two examples illustrate the relationship
between security and governance and the need
to integrate all elements of national power for
better governance.

NASA Aqua Satellite

An Interagency Task Force

The first example is Guatemala, where
we recently visited the Laguna del Tigre
National Park area in the Petén region along
the border with México. This protected
national park is largely unpopulated and,
because it is a natural reserve without human
infrastructure, it has come to constitute an
ungoverned space. The lack of government
presence has made this border region an ideal
trans-shipment point for drug and other illicit
traffickers moving their contraband north,
almost always through Mexico.

If you fly over this region, an incredible
number of clandestine airstrips are visible all
the way to the horizon. What we saw there was
startling: planes using these airstrips to offload
drugs and other cargo for ground transport
across the Mexican border. Often detected by

the Guatemalan Air Force or, forced to land in
the dark, smugglers crash-land, offload their
cargo, and burn the plane before fleeing in
waiting vehicles.

The drug trade is so lucrative that air-
planes, some large enough for 45 passengers,
become disposable. Eight to ten planes that
had been intentionally crashed and burnt by
drug traffickers to avoid the confiscation of
their cargo were observed in an area the size of
a couple of football fields.

The effects of this illicit presence and
activity in the Laguna del Tigre Park reach
far beyond the sale and use of drugs in
the United States, and increasingly within
source and transit zone countries. These
activities have damaged significant national
resources, sabotaged economic devel-
opment, and undermined rule of law,
bringing corruption, violence, and crime
to the region.

Airstrips are created by burning
forests and underbrush. This often leads
to uncontrolled forest fires in the park,
damaging huge tracts of land and natural
habitat. Squatter communities have
invaded protected park lands populated
by those who could not find legal jobs
in their own towns or by the families of
drug traffickers. Entire communities have
developed to support the illicit trafficking
industry, providing security to traffickers
and for the airstrips and transporting drug
cargo over land or by river.

Within these communities, there is
no government presence or rule of law.
Instead, there are criminal groups and
gangs, poaching of protected wildlife, kid-
napping, and trafficking in arms, humans, and
most commonly drugs. Illegal armed groups
exercise effective control of the population
through intimidation and, in many respects,
have become the de facto rule of law.

The area of Laguna del Tigre, in the
Petén department, includes Tikal and other
archeological sites that are primary tourist
attractions for the country. The criminal activ-
ity and violence engendered by the illicit traf-
ficking elements, so close to the Tikal site, also
threaten to undermine tourism throughout
the Petén. Guatemala’s income from tourism
is over $770 million annually, but the potential
to expand this resource and extend economic
and social development has been held hostage
by the lack of security.

In November 2005, the Guatemalan
government directed its armed forces to
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stand up an interagency task force in the
Laguna del Tigre Park. This unit, led by the
best of Guatemala’s security forces, supports
an interagency mission including the national
civilian police, national air sovereignty
council, the immigration and justice depart-
ments, and other government agencies and
nongovernmental organizations. Its mission
has been to counter the illicit activity in

the Petén department. It has only been in
existence a short time but has achieved great
success in complete integration, coordination,
and information flow across departments and
agencies. It is the first government presence
in this remote region, establishing law and
order and gaining the confidence of the local
population (not all of whom are any longer
directly linked to the traffickers), reduc-

ing illegal arms possession, and destroying
clandestine airstrips. Most importantly, this
interagency force has denied illegal elements
access to this area, as there have been no
known drug trafficking aircraft in the Petén
for over 60 days (December 5, 2005 to Febru-
ary 2, 2006).

Clearly, illicit trafficking in the Petén and
its effects, along with the achievements of the
Guatemalan government through the efforts
of this task force, demonstrate the linkage
between governance and security. Their
interagency approach is the first step toward
integration of security with other components
of good governance. This task force represents
a possible model to build upon. Its successes
merit our admiration and support.

Protecting Citizens’ Rights

Our second example of governance and
security involves Colombia. In 2003, President
Alvaro Uribe announced Colombia’s Demo-
cratic Security and Defense Policy. This was an
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integrated approach involving all instruments

of national power and all elements of the
government, from the national to the local
level. The goal of this national strategy, which
frames Colombia’s internal security efforts, is
to protect the rights of citizens by strengthen-
ing the rule of law and the authority of demo-
cratic institutions.

A study of the components of this strat-
egy reveals that it addresses good governance,
recognizing that military or police action
alone cannot ensure the security, safety, and
well-being of Colombia’s citizens. Just 3 years
after the implementation of the Democratic
Security and Defense Policy, Colombia has
achieved successes on the battlefield and
brought a security presence to all municipali-
ties, thus paving the way for additional gov-
ernment initiatives to bring social services and
infrastructure to these regions.

Key highways beyond Bogotds city limits
have been secured. For the first time in many
years, Colombians can travel on the roads
from Bogota to other cities and regions. This
has reactivated domestic tourism, internal
circulation of capital, and commerce.

An example of Colombia’s civil-military
approach is the creation of the Center for
Coordination of Integrated Action, a cabinet-
level interagency center directed by the
president to establish governance in conflicted
areas by developing economic and social pro-
grams, thereby complementing the democratic
security and defense policy.

The key function of this interagency
body is to extend government presence and
hence governance over national territory by
planning and executing community develop-
ment in the areas of security, health, documen-
tation, food distribution, education, justice,
infrastructure development, and job creation.

U.S. Army South (Kaye Richey)

Craddock and Fick

This program is executed at the national,
departmental, and local levels of government.
It transitions the short-term security gains and
successes into long-term belief in, and support
for, good governance.

The examples of Guatemala and
Colombia and other countries demonstrate
the innovation required to adequately
address the new security environment. They
represent potential approaches to gover-
nance that merit further exploration and
increased support.

Profound choices lie before us in today’s
world. We are at a strategic inflection point
and must work together to determine how we
can best provide for the needs of our citizens.
This may involve breaking old defense and
security paradigms and developing and imple-
menting new integrated approaches—always a
challenge. JFQ
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Limits of Influence

Creatin
in Latin

By RICHARD L. MILLETT

rom 1898 to 1934, the United

States created, trained, and

equipped small military/con-

stabulary forces for five Latin
American countries: Cuba, Panama, Haiti,
the Dominican Republic, and Nicaragua.
Each force was expected to provide virtu-
ally all aspects of the nation’s security, was
designed to be apolitical, and was meant to
reduce both direct costs and opportunities
for corruption. It was further hoped, if not
expected, that these forces would provide
the stability needed to avoid future U.S.
armed interventions.'

The forces thus created, far from
becoming supporters of democratic stabil-
ity, spawned predatory dictatorships. The
United States thus found itself intervening
again—twice with military force in Haiti and
once in the Dominican Republic, as well as
one major and several minor interventions
in Panama, several limited interventions
in Cuba (plus the indirect efforts of the
Bay of Pigs operation), and indirectly in
Nicaragua via the Contra project. In all but
the Dominican Republic, the created forces
were destroyed, by Marxist revolutionaries
in Cuba and Nicaragua and by U.S. military
intervention in Haiti and Panama. The
force’s survival in the Dominican Republic
may be due to American intervention there
in 1965. In Panama, and to an extent in
Haiti, the United States found itself once
again helping create new security forces
from the wreckage of previous institutions.

Today, Washington is attempting to
create indigenous security forces in Iraq
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and Afghanistan. Again, the old forces were
dismantled by U.S. military intervention,
creating a security vacuum and contributing to
a climate of lawlessness. Standing up the new
forces has been much more difficult and time-
consuming than anticipated, and results have
been mixed at best. Under such circumstances,
revisiting the experiences in the Caribbean
Basin offers insights into the pitfalls and pros-
pects of such efforts.

The sorry history of these earlier
attempts illustrates the problems of com-
bining police and military functions, the
obstacles to reshaping another nation’s politi-
cal and social environment, the dilemma of
making policies sustainable and consistent,
and the limits on exporting both doctrine
and values. In sum, these are classic illustra-
tions of the limits of influence.

Lessons on Limits

Before beginning this analysis, it should
be noted that while the created forces rarely
moderated and frequently exacerbated the

Richard L. Millett is a specialist on the role of the United States in the Caribbean Basin. He retired as a
Professor of History and head of Latin American Studies at Southern lllinois University, and is co-editor of
Beyond Praetorianism and The Restless Caribbean: Changing Patterns of International Relations.
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political/social/economic problems of these

weak states, they were by no means the
only source of such problems. Like Iraq and
Afghanistan, these countries lacked a real
heritage of democratic rule, and civil society
was feeble and deeply divided. Replacing mili-
tary governments with civilian dictatorships,
such as that of the Duvaliers in Haiti or with
Marxist authoritarians such as Fidel Castro in
Cuba and the Sandinistas in Nicaragua, did
nothing to provide either security or freedom.
Establishing functioning democratic structures
requires more than good intentions, better
trained militaries, and new constitutions.

Lesson One. Technology transfers but
values do not. It is easier to teach someone
how to fire